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Goals

WhiteSand was selected to conduct a market analysis regarding the feasibility of expanded gaming in Maine. 

• Evaluate the current regional gaming market's capacity for additional commercial casino gaming in 

Maine, considering all existing facilities where wagering is currently conducted in the State and the 

potential or imminent establishment of casino facilities in Massachusetts and New Hampshire; and a 

market having been determined to exist, to identify:

• The optimal location(s) for additional commercial casino facilities in the State. 

• The scope of facility that will best serve the objective of promotion of economic development in the 

identified region with a focus on job creation and increased tourism. 

• A tax rate and revenue distribution scheme that effectively balances the commercial viability of 

commercial casino gaming in Maine and its ability to contribute revenue to the General Fund or to 

Funds the Legislature has prioritized for receipt of casino revenues. 

• Requirements for minimum capital investment and reinvestment for each type of facility identified.  

• The impact of expanded commercial casino gaming on the State's existing commercial casino 

operations as well as its other gaming sectors including lottery, racing, bingo and games of chance. 

• A license fee for each type of facility identified that is representative of market value.

In addition, we provided recommendations regarding the competitive selection of license applicants and optimal 

regulatory structure in order to develop and implement a comprehensive, state wide approach to gaming policy 

that is consistent and equitably applied, cost effective, reflective of industry best practices and capable of 

ensuring not only the integrity but the competitiveness of each of Maine's gaming sectors. 
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Methodology - Outline

• Current Commercial Gaming

• Other Gaming (Racing, Charitable, Bingo, and 

Games of Chance)

• Relevant Regional Factors

 Reviewed Maine tourism and transportation 

(air, highway infrastructure and train).

 We analyzed tourism patterns and 

transportation infrastructure in order to 

establish our distance benchmarks of 30, 60 

and 90 miles.

 Vetted gaming offerings (and potential 

offerings) in competitor jurisdictions 

(Canada, Massachusetts and New 

Hampshire).

• Competitor Set - WhiteSand identified a 

comparator set of 15 gaming facilities

• Modeling and Regression Analysis - looked at 

the relationship between independent variables, in 

this case the population within 60 miles 

• Projections
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Results

Based on Tourism and demographics, including population, income, age and propensity to game, this facility 

should be located in Southern Maine (Maine Beaches) with close proximity and access to Interstate 95.  

Southern Maine includes not only substantial Maine population but is positioned to draw upon important 

demographics in New Hampshire and Massachusetts. 

Fees and Minimum Capital Investment for a Third Casino License

• Initial Nonrefundable Application Fee:  $250,000 

• Initial Nonrefundable Investigative Deposit: $100,000

• Initial License Fee:  $5,000,000

• Initial Minimum Capital Investment Requirement:  $250,000,000* (excludes the licenses fee, land 

acquisition and off-site improvements)

• License Term:  Five years

• Slot Machine Registration Fee:  $100 per slot machine 

• Table Game Registration Fee:  $100 per table game

• License Renewal Fee:  $250,000

• Renewal Refundable Investigative Deposit Fee:  $50,000  

• Annual Capital Reinvestment Requirement:  3-4% 

• Annual Regulatory Cost Recapture: TBD by Board

• Renewal Slot Maine Registration Fee:  $100 per slot machine 

• Renewal Table Game Registration Fee:  $100 per table game 
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Taxes

Any comprehensive approach to expanded commercial casino gaming must address not only the cost of entry to 

the jurisdiction for a new applicant but should incorporate a standardized taxing and license renewal scheme 

applicable to all licensees, existing and future. 

• Tax rates on slot machine and table game revenue can be lowered and still deliver net positive 

distributable revenue for the State and will not only attract multiple quality operators to compete for this 

third license but will signal to Maine's existing licensees, who may both experience moderate revenue 

declines as a result of this third license, that the State recognizes the potential impact on these 

operators and is willing to modify the tax scheme for their mutual benefit and long term profitability.   

• We are recommending a tax rate of 35% on net slot machine income and 16% on net table game 

income applied uniformly to Bangor, Oxford and a third licensee (or more).  

• Our analysis indicates that Bangor, Oxford and a third licensee in the first year of operation would 

return $67M to the State, up from $53.2M in 2013.
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Other Options

If the Legislature is inclined, and if located and restricted as described, an additional license could be 

authorized in Aroostook County or Washington County, close to the border entry with the provinces of 

Quebec and New Brunswick.  If limited to 250 slot machines and 10 table games, it would not negatively 

impact the revenue stream from the existing or the proposed gaming locations.  For this facility we would 

recommend: 

Fees and Minimum Capital Investment for a Fourth Casino License

• Initial Nonrefundable Application Fee:  $100,000

• Initial Nonrefundable Investigative Fee:  $100,000

• Initial License Fee:  $1,000,000

• Initial Minimum Capital Investment Requirement:  $25, 000,000

• License Term: Five years

• Slot Machine Registration Fee:  $100 per slot machine 

• Table Game Registration Fee:  $100 per table game

• License Renewal Fee:  $100,000

• Renewal Refundable Investigative Deposit Fee:  $50,000 

• Annual Capital Reinvestment Requirement:  2% 

• Annual Regulatory Cost Recapture: TBD by Board

• Renewal Slot Machine Registration Fee:  $100 per slot machine 

• Renewal Table Game Registration Fee:  $100 per table game
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Competitive Bid License Award Process 

Why a Competitive Bid License Award Process?

A competitive bid license award process require applicants to compete based on their ability to deliver, 

sustain and potentially grow, under the taxation scheme, license fee, minimum capital investment 

requirements and regulatory scheme spelled out in the enabling statute, a gaming product that is a net 

positive for both the State and the operator. This process facilitates a State’s ability to:

• Demonstrate that the competitive process is fair and equitable to all competitors with the goal of 

an optimal result for the State; and 

• Draw upon the expertise of gaming companies in determining the most advantageous 

configuration for a gaming facility.  

Who Conducts the Process and How?

For Maine there are three clear options:

• Delegate the competitive license award process to a department like Administrative and Financial 

Services as was considered with the delegation in LD 1111; 

• Allow the Board to administer both the license suitability assessment and the competitive license 

award process; or 

• Appoint a separate body to administer the competitive process. 
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Competitive Bid License Award Process (continued)

Recommended Approach
The preferred course of action is for Maine to form a separate facility location commission wholly independent of 

the Board to administer the license award process.  Such a commission would "award" but not "issue" a license 

to a qualified applicant through a competitive process. Qualified applicants are persons determined by the Board 

to be suitable to hold an operator license, if selected.  This course of action has many advantages, among them 

the ability to assemble a conflict free membership with the political and business acumen, name recognition and 

overall gravitas necessary to assure all stakeholders, as well as the public, that the competitive process is fair 

and equitable to all competitors and aimed at an optimal result for Mainers. 

Separation of the suitability determination and the competitive award process need not add significant time or 

expense to the overall consideration process as an applicant should be confident enough regarding suitability to 

initiate the processes concurrently.  

• The application would be filed with the Board with the Executive Director remaining responsible for 

the completeness determination. 

• Once deemed complete, the application would be formally referred by the Board to the location 

commission with the suitability assessment by the Board and the location contest at the commission 

running concurrently. 

• In no event may the location commission award a license to an entity that has not already been 

determined to be suitable by the Board. 

While appointment to a facility location commission could mirror appointment to the Board (Governor, subject to 

review by the Veterans and Legal Affairs Committee and confirmation by the Senate) the high profile nature of 

the commission warrants consideration of a broader appointment scheme potentially involving appointments by 

both the Governor and the Legislative Council. 
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Competitive Bid License Award Process (continued)

Factors To Be Considered

Successful implementation of a competitive bid license award process demands that applicants compete on 

the basis of clearly articulated, uniform criteria that are prioritized in a manner that allows each application to 

be scored as objectively as possible.

Business and Market Factors

• Highest potential benefit and highest prospective total revenues to be derived by the State

• Potential gross and net income to be generated by an applicant

• Tailored marketing proposals to the local population and to incentivize Maine gaming participants to 

remain in the state.

• Creation of a substantial regional and national tourist destination.  

• Commercial development opportunities in the host and surrounding communities consistent with 

historic uses, regional branding and local zoning and site plan development requirements.   

• Proposed capital investment in a gaming facility, the amenities mix, the timeline for expenditure of 

the capital investment and the expected competitiveness of the proposed gaming facility 
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Competitive Bid License Award Process (continued)

Factors To Be Considered (continued)

Business and Market Factors (continued)

• Preservation of existing Maine jobs and the number of net new full time and part time jobs created.

• The applicant's plan to identify, address and minimize any potential negative consequences 

associated with gambling and the operation of its gaming facility including, but not limited to, an 

adequately funded commitment to combat compulsive gambling to include efforts directed at 

prevention, intervention, treatment and research.

• Anticipated impacts, both positive and negative, on the host community and the region.   

• Such other considerations as a location commission shall deem relevant to business and market 

factors provided said considerations are disclosed.

Economic Development Factors

• An applicant's workforce development plan (as discussed herein under Statutory Amendments)

• Additional economic development planned in the area of the proposed gaming facility   

• Other relevant considerations to economic development provided said considerations are 

disclosed. 
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Competitive Bid License Award Process (continued)

Factors To Be Considered (continued)

Site Location Factors 

• Existing transportation infrastructure surrounding the proposed gaming facility.  

• Any negative impact, if any, of a proposed gaming facility on the host community.

• The need for additional public infrastructure expenditures at the proposed gaming facility.   

• Such other considerations as the commission shall deem relevant to site location provided such 

considerations are disclosed.

The Criteria Define the Outcome

• The criteria articulated above are well suited for a substantial casino hotel facility.  Many of the 

criteria are not, however, relevant to development of the type of small scale facility feasible at the 

Maine/Canadian border in either Aroostook County or Washington County.  

• Should a license in that sector of the State be offered, criteria should be developed that are realistic 

for the revenue potential and scope of such a facility but which affirmatively preclude the type of 

truck stop facility common in many western states.  A facility at the border, however sized, should be 

a flagship for the State themed consistent with its outdoor recreation brand. 



11

Statutory Amendments - Competitive Bid License Award Process

Litigation appears to be inevitable when conducting a competitive bid process. To that end, the report  identifies 

amendments designed to provide a foundation for a competitive bid license award process. 

• Defined Application Period - The statute must be amended to define the application period applicable 

to a competitive bid process.

• The Suitability Determination and the Competitive Bid Process - In order to implement a 

competitive bid license award process the casino license application must be augmented to incorporate 

submissions that go beyond the basic suitability assessment that evaluates honesty, integrity, good 

character and financial stability. 

• Independence of the Background Investigation Supporting the Suitability Determination - A key 

check and balance on the exercise of the Board's discretion in awarding a casino license is the referral 

of the background investigation to an independent party outside the control of the Board.

• Hearing Attendant to a Competitive Award Process - Hearing procedures specific to a multiple 

applicant competitive bid license award process must be adopted since each application is evaluated in 

terms of a competitor's application

• Statement of Conditions - Any license awarded should be subject to a statement of conditions, 

binding on a successor in interest that enumerates, at a minimum, conditions which are precedent to the 

issuance of the license, conditions which are precedent to the commencement of gaming operations 

and conditions which are ongoing throughout the license term.

• Denial - Given the significance of a denial in gaming, care must be taken to ensure that unsuccessful 

applicants that were nonetheless found to be suitable are deemed "denied on the basis of a competitive 

process" and on that basis are distinguished from applicants failing to meet the standards for suitability.
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Statutory Amendments - Market Feasibility and Gaming Best Practices

The following recommendations are aimed at accommodating and supporting the concepts raised in the market 

feasibility study and at ensuring the statute's consistency with regulatory best practices. 

• Qualifiers on a Casino License - The statute should be amended to provide more explicit and 

uniform qualification requirements.

• Burden of Proof - The statute should be amended to provide that the burden of proof rests with the 

applicant and that the standard applied is by clear and convincing evidence.

• License Term - With a license fee of $5,000,000 or more, a license term of at least 5 years should be 

considered.

• Application and Investigation Fees - The statute should be amended to specify that any initial 

application and investigation fees that are assessed are not only nonrefundable but that additional 

deposits related to both fees may be required of an applicant to cover the actual cost of processing 

the application. 

• Minimum Capital Investment – Should include a calculation methodology related to that amount and 

a timeframe for completing the expenditure.  To ensure that the minimum capital investment amount 

delivers the caliber of facility contemplated by this market study, Maine is urged to consider excluding 

from the calculation land acquisition, off-site improvement costs and application and license fees and 

require the full capital investment to be made within 5 years of the date of issuance of a license.

• Proximity - The statute currently provides that a casino operator license or slot machine operator 

license may not be issued to a new facility within 100 miles of a licensed casino or slot machine 

facility. To pursue the recommendations herein, this provision must be repealed. 
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Other Findings Related to Gaming in Maine

Analysis of Maine’s  Existing Gaming Sectors    

Maine State Lottery

• Analysis of transfers between 2005 and 2013 by the Lottery to the General and Heritage Funds 

suggests that while Lottery sales in Maine have plateaued this is likely more attributable to the 

maturity of the sector and its full penetration of the available market rather than Maine's expansion 

first into slot machines and then into table games. 

• For the Lottery to continue to retain a comparable percentage of discretionary dollars, Maine will 

likely have to consider in the near term the two most readily available means of bolstering Lottery 

sales:  Keno and Internet Gaming.  Both can be meaningfully and cost effectively regulated and can 

be responsibly integrated into the games mix currently available to Mainers. 

• With regard to Internet Gaming in particular, the Legislature is urged to revisit the methodology laid 

out in the March 2012 original version of LD 1880, An Act To Enhance Opportunities for the Sale of 

Lottery Tickets.  
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Horse Racing

Analysis of the annual distributions of the commission on wagering handle for the period 2008 through 2013 evidence a 

profound and steady deterioration in the strength of this sector with overall horse racing related fund distributions down 

36% over the period.  It is uncontroverted that the decline in the popularity of horse racing is not unique to Maine.  With 

few exceptions, handle has been declining steadily in both thoroughbred and harness racing for many years, with many 

states like New York able to directly correlate the beginning of the decline in racing handle with the proximity of lotteries. 

Increasingly we are in an era of convenience gambling and for many the learning curve for handicapping is too steep and 

the speed of wagering is too slow.  Lottery, slot machines, table games and Internet gambling, legal and otherwise, 

provide a simpler, cheaper, more accessible and apparently for most people, more entertaining experience than racing.  

Whether or not it is in the overall public interest for any state to attempt in essence to reverse the decline in the popularity

of horse racing is open to debate.  What is not open to debate, however, is that efforts to date in the form of supplements 

to purses from slot machines and table games at racetracks or the often accompanying, and potentially disastrous efforts 

to maintain or increase race days, has not materially impacted the overall popularity of the sport to the gaming public 

The Legislature is urged to reconsider LD 519 ( 126th Legislature) a Bill denoted as An Act to Establish Advance Deposit 

Wagering for Harness Racing.  While advance deposit wagering (“ADW”) does not appear to materially increase wagering 

on horse racing, the availability and ease of Internet based ADW is widely viewed as preventing some migration of 

disposable dollars away from horse racing and into other forms of gambling.   In doing so the Legislature must:

• Recognize that ADW represents a shift in a method of wagering rather than an increase in wagering;

• Adjust the commission structure in 8 MRSA Chapter 11, § 286 to compensate for the expected shortfall in 

funds derived from on-track and simulcast wagering; and 

• Ensure that providers of ADW services are comparably vetted for regulatory suitability purposes otherwise 

the net result is a preference for one form of pari-mutuel wagering over another.   

Other Findings Related to Gaming in Maine
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Other Findings Related to Gaming in Maine (continued)

Bingo and Games of Chance

With regard to bingo, gross revenue and net income figures reported for 2013 reflect a 27% decline in 

participation rate over the period 2008 through 2013 and, notwithstanding a slight uptick in 2009, a decline of 39% 

in net income.   Similar declines were reflected in high stakes bingo conducted under § 314 - A.  

With regard to games of chance, gross revenue and net income figures reported for 2013 reflect an 18% decline 

in participation rate over the period and a decline of 21% in net income.  Similar declines were reflected in games 

of chance authorized as an adjunct to high stakes bingo conducted under § 314 - A. 

There is scant empirical data about the demographics of the persons who play bingo and games of chance with 

the exception of data maintained by the Penobscot with regard to their high stakes bingo operation.  Without 

question, the Penobscot have documented considerable migration to the commercial casino sector and overall 

player participation does not appear to be as elastic as in the Lottery sector.  Maine quite properly requires this 

type of gaming to be conducted by members of the licensed organization rather than permitting third party for 

profit operators to conduct charitable gaming as is the case in New Hampshire. As a result, the decline in revenue 

in this sector is compounded by the fact that charitable, fraternal, social and veterans organizations themselves 

are experiencing profound declines in membership and, especially as membership ranks age, participation in the 

current games mix will likely continue to decline.  
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Other Findings Related to Gaming in Maine (continued)

Bingo and Games of Chance (continued)

LD 31, a Bill denoted as An Act to Increase Gaming Opportunities for Charitable Fraternal and Veterans' 

Organizations.  Introduced in January 2013, in its original form the Bill would have permitted the Gambling 

Control Board to issue a license to operate up to five slot machines to a newly defined limited classification of 

charitable nonprofit organizations comprised of fraternal and veteran's organizations. 

The Legislature is cautioned that while the relatively low cost of operation and the availability of central system 

connectivity make slot machines appear to be an attractive and quick solution to sectors like charitable and 

racing with declining revenues, the creation of classes of slot machine licensees subject to the oversight of the 

Gambling Control Board under 8 MRSA Chapter 31 is very likely an undesirable outcome from a revenue 

perspective and definitely an undesirable outcome from a regulatory perspective.   

A slot machine operated by a fraternal organization with net income distributed as contemplated by LD 31 will 

likely generate significantly less net revenue due to a multiplicity of factors including the absence of compatible 

entertainment amenities and player rewards and incentives and will most certainly generate less overall public 

benefit for Mainers than would that same unit operated by a commercial casino licensee under a revenue 

distribution scheme substantially similar to that recommended herein.  

Likewise, as drafted LD 31 inadvisably allowed operators of selected slot machines to avail themselves of both 

a diluted license suitability process and diluted operating requirements as central system connectivity is simply 

one element in an overall system of internal control adequate to insure accurate reporting of slot machine 

revenue.  
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Other Findings Related to Gaming in Maine (continued)

Tribal Gaming

Maine’s Tribes are Uniquely Disadvantaged

• Under the 1980 Settlement Act, Maine's Tribes cannot avail themselves of the two main advantages 

underpinning Tribal Class II electronic bingo, namely operation without State or local approval and 

without a direct or de facto revenue share with the state.  

If Maine Elects to Authorize Electronic Bingo:

• Oversight of electronic bingo, currently under Lt. Ireland’s Special Investigations Unit, should be 

delegated to the Gambling Control Board as notwithstanding the significant legal and technical 

distinctions between an electronic bingo system and slot machines, the regulatory oversight best 

practices are virtually identical;

• Develop a technologically accurate definition;

• Electronic bingo systems and player interfaces, like Maine's slot machines, should be subject to 

robust technical standards and tested and certified by an independent testing laboratory for 

compliance with those standards – visual inspection of these games is not reliable;

• Electronic bingo systems should be connected to the State's central system;

• Operators should be required to adhere to a virtually identical system of internal accounting controls 

and subject to compliance testing against those requirements; and

• License suitability standards should be comparable. 
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What Does Authorization of Electronic Bingo Mean?

• The similarities between the player interface of an electronic bingo system and a slot machine, from the 

player’s perspective, are so great that any Bill authorizing electronic bingo must be recognized as an 

allocation of Maine's total available gaming capacity.  

• Authorization of electronic bingo will directly impact the slot machine revenue of a proximate 

casino facility (i.e. a 60 mile radius) and directly impact any fund covered by its distribution scheme, 

most notably the harness industry.

Other Findings Related to Gaming in Maine (continued)



19



20

Current State of Commercial Casino Gaming in Maine

• On November 2, 2010 a ballot measure proposed by Black Bear Entertainment succeeded pursuant to which 

the Board was authorized to license a casino operator in Oxford County offering up to 1500 slot machines and 

table games subject to approval by vote of the municipal officers or by the voters in a referendum.   Although 

not requiring an operator to offer harness racing, the 2010 initiative had as one of its conditions ownership of a 

facility at which harness racing was conducted in the 2009 racing season at the Oxford County Fairgrounds. 

• To address the parity issue between Oxford and Bangor created by the Oxford referendum, LD 1418 (PL 2010, 

Chapter 417) was concurrently enacted allowing a commercial harness race track licensed to operate slot 

machines on January 1, 2011 to be licensed as a casino offering table games, subject to obtaining local 

approval prior to the end of November 2011.  Voters of Penobscot County then approved table games and, on 

March 16, 2012,  the renamed Hollywood Casino Bangor opened.  Oxford Casino opened a few months later 

on June 5, 2012.  

• Hollywood Casino Bangor is a racino complex located on Main Street in Bangor, Maine.  The racino features 

896 slot machines, sixteen table and poker games and a Race Book and includes a hotel with 152 rooms, 

including four suites. For 2013 Bangor generated slot machine net income of $47,269,709 resulting in a win 

per unit per day of $142.  Its gaming tables generated net income of $ $7,388,848 resulting in a win per unit 

per day of $1,265.

• The Oxford Casino is located at 152 Maine Street, Route 26  in Oxford, Maine and is currently owned and 

operated by Churchill Downs Incorporated. The casino features 858 slot machines and twenty-six table games. 

Oxford generated slot machine net income of $58,353,948 slot machines resulting in a win per unit per day of 

$197.  Its 26 (22 tables most of the year) gaming tables generated table game net income of $13,261,868 

resulting in a win per unit per day of $1,603.
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Current State of Commercial Casino Gaming in Maine

Slot Machine Revenue Distribution
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Current State of Commercial Casino Gaming in Maine

Table Game Revenue Distribution
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Methodology - Comparator Set
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Methodology - Modeling

Correlation Analysis - Correlation looks at dependent relationships between two sets 

of random variables.  It seeks to define a variation in one variable by the variation in 

another notwithstanding the absence of a clear direct cause and effect relationship.

The following chart depicts the degree of correlation of the identified demographic 

characteristics based on the data in the comparator set.

Regression Analysis - Based on the results of our correlation analysis of the the competitor set, we then 

constructed a two-variable, linear regression model to derive projected win per unit per day for a southern 

casino, located proximate to the Maine beaches configured with 1000 slot machines and 24 table games
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Methodology - Regression Analysis 
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